Abstract: During the Water War in 2000, residents of Cochabamba, Bolivia, famously mobilized against water privatization and gained back public control of the city's water utility. Nearly two decades later, the water movement's vision of democratic water provision under the participatory management of 'social control' remains largely unfulfilled. This paper points to the difficulties in rebuilding a strong public water service in Cochabamba, focusing on the different-and often incompatible-understandings and interpretations of public participation. Addressing the concept's malleability to a spectrum of ideologies, this paper builds a typology of different kinds of participation according to their intentionality, outcomes, tools, and practices. Applying this framework to the water politics in Bolivia serves to untangle competing perspectives of participation, uncover whose interests are served, and which groups are included or excluded from access to water and decision-making. This analysis reveals how transformative participation has failed to take hold within the municipal service provider in Cochabamba.
Introduction
The trend of water remunicipalization in several cities around the world demonstrates the enthusiasm for, and viability of, public alternatives for water service delivery [1, 2] . The Water War of 2000 in Cochabamba, Bolivia, is a globally celebrated example of citizens mobilizing against water privatization. The short-lived water privatization attempt in Cochabamba unequivocally failed, rendering this water management model untenable in the foreseeable future, both legally and in the collective conscious. The city's water company SEMAPA returned to public hands under control of the municipal government, however, attempts to overhaul the company and democratize water management have been largely unsuccessful. As a result, the city of Cochabamba continues to suffer a prolonged water crisis; nearly two decades since the Water War, access to water and sanitation remains uneven and chaotic amid cycles of severe drought. SEMAPA users in the north and center of the city face chronic water shortages primarily due to an obsolete distribution network. The most marginalized populations in the southern zone of Cochabamba are largely not directly connected to the municipal service, and rely on autonomous, self-governed small-scale water providers. Given the difficulty of acquiring water, these peri-urban communities report higher incidences of pollution and water-borne illnesses [3] .
Remunicipalization literature is shifting the discussion away from the anti-privatization debates and towards building greater conceptual and empirical understanding of public alternatives [3] [4] [5] . Informed by doctoral fieldwork conducted in Bolivia, this paper seeks to build on the growing literature of remunicipalization with an analysis of the efforts to rebuild public water services in Cochabamba. During the 2000 mobilization in Cochabamba, the water movement shared a vision of democratic water provision, framed by demands for 'social control'(or control social). In the Bolivian context, social control emerged from popular struggles for greater democratic participation, and refers to a set of practices generated by citizens that integrate public participation (participación) in the management of public goods [6] . For the water activists, strong social control within the service provider could ensure that water is not simply a means for economic profit or state control, but a public good that is essential for life and accessible to all. Demands for social control in Cochabamba's water management thus revolved around mechanisms for democratic participation including local stewardship and community engagement in the water provider's operations.
To understand the obstacles in realizing a progressive public vision of water delivery, the concept of participation serves as a starting point of analysis. This paper builds a typology of different forms of participation, broadly categorizing participation into three main types: reformative, transformative, and nominal participation. Separating the conceptualization, intended outcomes, and practices of each form of participation helps to shed light into the processes through which political power is exerted by varying actors.
This paper then applies this framework to the case of Cochabamba's water remunicipalization. I contend that the difficulty in rebuilding a strong public water service in Cochabamba partially stems from different-and often incompatible-understandings and interpretations of these concepts of public participation. Whose interests are served, which groups are included or excluded from access to water is tied to the question of public control over natural resources.
Typology of Participation: Reformative, Transformative, and Nominal Participation
The notion of public participation is now ubiquitous among development perspectives and policy. A "warmly persuasive word" [7] (p. 58), participation has been heavily promoted and adopted in different circles over the past three decades. Difficulty in articulating a straightforward definition arises precisely because public participation is not a "single phenomenon" [8] (p. 34) . A review of the international literature demonstrates its widespread use, yet does not offer a consistent typology due to the concept's malleability to a spectrum of ideologies [9] . To lend conceptual clarity, I highlight the different uses of participation, and how these differences manifest themselves in terms of intent. Specificity about the meanings and practices of participation helps to adequately identify competing perspectives of public participation in water governance.
Broadly, public participation can be defined as engaging a wider cross-section of people or organizations in decision-making and/or implementation of policy and services, alongside controlling groups, presenting a shift away from exclusive or top-down processes. To examine participation, I utilize Cohen and Uphoff's concept of asking: participation by whom, for what, and in what [8] . These questions lead to definitions that diverge dramatically into two overarching conceptualizations based on intentionality: participation as transformative, intended to create a radical shift in social, economic, and institutional norms, and participation as reformative, intended to modify decision-making processes without significantly changing the broader structures and ideologies of (market-based) power. A third form of participation exists that will be labeled as nominal; that is, a manipulation of the ideas and language of either forms above in order to gain consent and legitimacy. The following section will review the conceptualization, intended outcome, actors, and key tools and practices of these forms of participation, before applying the framework to the water sector in Cochabamba, Bolivia.
Reformative Participation
The early 1990s marked the beginning of the "participatory turn" [10] when participation became firmly established in mainstream development circles, commonly defined as "the process by which stakeholders influence and share control over priority setting, policy making, resource allocations, and/or program implementation" [11] (p. 237). The United Nations incorporated popular participation into a wide range of its programs, seeing it as "the organized efforts to increase control over resources and regulative institutions in given situations, on the part of groups and movements hitherto excluded from such control" [9] (p. 5).
The label of reformative participation is apt as participation is envisioned as a way to improve development in the face of partial market failure. These are partial failures in the sense that markets are seen to have brought about massive positive change to the developing world but missed important segments and sectors of society for a variety of reasons-one of which is identified as an imbalance of voice on the part of the poor. The persisting problems of inequity and poverty were attributed to traditional development practices of donor agencies 'delivering' development solutions through large-scale, top-down government-initiated programs. Re-orienting policies towards poverty reduction via 'primary stakeholder participation' presented a way to address these asymmetries while remaining faithful to the dominant market-oriented development paradigm. Greater involvement of the poor and marginalized in the policies that affect their lives would permit local people's knowledge to be at the center of development planning, thus serving to ameliorate inequities and perceptions of injustice [12, 13] . This approach emphasizes the importance of local knowledge, shifting power towards "lowers" (the stakeholders) while the "uppers" (i.e., development experts) relinquish their professional prejudices and become facilitators of local knowledge [12] . The primary stakeholders are individuals ascribed as "agents of development", and their "empowerment," the increased ability for individuals to pursue individual and collective goals, stems from increased participation in the free market economy [14, 15] . Importantly, however, people's empowerment does not shift the prevailing structural order or undermine the market economy [13] .
Greater participation is seen as a way to enhance the market because it results in a better flow of information, more accountability, and greater competition. Participation can improve the flow of information from the "demand side" which results in greater market efficiency and effectiveness [14] . Popular participation will contribute input that form more "demand-driven" policies so that agencies can "re-orient towards the customers" [15] . In other words, it makes the corporations (aid agencies) more accountable to its customers (the poor). In turn, greater participation and accountability enhances market-based strategies by acting as a check and balance to the monopolization of power that exacerbates inequalities as greater interaction with markets help indicate where improvements are needed, and accordingly diminish practices that limit competition such as collusion or price fixing. Crucially, the market is seen to produce opportunities, and participation is a way for disadvantaged groups to access these opportunities. Inclusion of 'the poor' in the market through micro-credit or micro-financing schemes provides ways to create more economic activity and generate an environment conducive to an entrepreneurial class.
Proponents of this model of participation view any increased participation as an improvement. However, accepting as a forgone conclusion that macroeconomic stability and liberalizing markets are essential precludes any discussion of these that might occur as a result of participation. The outcome of development interventions would improve by strengthening their legitimacy through local participation rather than initiatives based solely on expert-knowledge. Funding community level participatory projects through non-governmental organizations (NGOs) was viewed as beneficial or useful as governments could pass off social services to NGOs, and so-called project "transaction costs" to volunteer labor from within a community [5] . Encouraging self-management supported the disengagement with the interventionist state. Increasingly, a project's "effectiveness" and "sustainability" became linked to local participation [15] .
In these invited spaces, World Bank supported policies and projects have a better chance of performing well as participants have a stake in the project, often in the form of shared ownership. This dynamic is key to understanding the reformative nature of participation. People are granted agency but within prescribed parameters. The intended outcome of reformative participation is to modify development, to correct imbalances, increase opportunities for access that will ultimately enhance the market. Poverty reduction remains the focus, yet participatory practices do not question or confront the structural causes of poverty. Reformative participation adheres to the belief that poverty can be eradicated through market-oriented economic growth.
Transformative Participation
A second broad category of participation can be conceptualized as transformative, given that its principle objective is to utilize participation as a way to dramatically transform the cultural, political, and/or economic structures that reproduce poverty and marginalization. Early proponents of participation, such as Brazilian educator Paulo Freire, sought to challenge patterns of dominance through empowerment [16] . Waddington and Mohan equate empowerment to developing a personal political literacy, building consciousness and confidence to exercise agency [17] . This personal development can initiate larger processes of bottom-up group mobilization around collective experiences of marginalized groups that seek to challenge hegemonic order and market structures. Transformative participation often occurs in autonomous "invented spaces" of participation [18] to organize and undertake collective grassroots actions and tactics intended to resist existing structures [19] . Transformative participation can also take place in invited spaces where larger structural shift in state-policy making can occur. Here, the act of participation is transformative if it implies a transfer of power.
While some critics have grown disillusioned with participation due to the conflated understandings of the concept and ensuing problematic results [20] , others see a resurgence of the potential transformative possibility of participation through critical reflection [21] [22] [23] [24] [25] [26] . Participation can contribute to a lasting social change when it is not used as a quick fix or technical solution [18] . Locating participation in "radical politics of social transformation" reaffirms the concept's counter-hegemonic roots [23] (p. 79). Mohan and Hickey propose to reposition participation within "radical politics of development" by reframing participation that merges facets of liberal citizenship, as in formal rights and political channels, with a civic republican approach based on citizens' collective engagement in decision-making [24] (p. 251). They outline the following conditions for transformative participation: (1) form part of a broader political and radical project; (2) move beyond the confines of particular interventions and participate in 'underlying process of development' towards social change (e.g., inviting citizens to engage with core state activities); and (3) secure citizenship participation in order to "progressively alter the processes of inclusion that operate within particular communities, and which govern the opportunities for individuals and groups to claim their rights to participation and resources".
The goal of transformative participation is to radically transform a situation to create meaningful social and economic change through empowerment by participation of those excluded from economic or political processes. White argues that "participation as empowerment is that the practical experience of being involved in considering options, making decisions, and taking collective action to fight injustice is itself transformative" [16] (p. 68). The process of transformative participation seeks to exert control over decision-making, sharing knowledge and skills, and the redistribution of power, resources, and benefits [25] . While the goal is a structural transformation, the experience of reversing an injustice (or attempting to) is also viewed as meaningful and transformative in and of itself [16] .
As it is typically understood as a movement "from below" to transform existing structures, the main actors of transformative participation are those making demands, the voice of the oppressed or dispossessed; citizens that are excluded from political and economic processes, who are often organized in community organizations, and social movements. This includes people who organize, mobilize, and make demands, and negotiate for greater participation at the decision-making level. Governments are also involved in civil society engagement through social reforms, the redistribution of wealth, and by opening spaces for political participation. NGOs sometimes act as advocates for transformative participation and can be important allies in creating spaces for negotiating demands [16] (p. 2). Practices and examples of transformative participation include, amongst others, participatory action research, mobilization and social movements, and participatory governance.
Nominal Participation
Worth noting is a third category of participation employed by various entities that cuts across ideologies. Nominal participation is a problematic type of participation insofar as it is typically used to legitimize a project or policy rather than seeking genuine input or alternative ideas. Whereas advocates of reformative participation believe that certain participatory practices will lead to market improvements, nominal participation can be considered a "performance of participation" [26] , as the intent is to reinforce the standing social order. The disingenuous intent of nominal participation is veiled by the haziness surrounding the concept and the prevalent notion that any form of participation should be cultivated. Essentially, nominal participation is a repurposing of the concept of participation, or as Brown (2004) states, "the co-optation of faddish language in the service of the status quo [27] (p. 249).
As with reformative participation, spaces of participation are "invited spaces" [28] that occur at official venues where agendas are carefully circumscribed by external agents in a way that curtails public engagement. Here, meaningful participation is not fostered as questions and discussions are discouraged resulting in a one-way flow of superficial information to citizens from officials or authorities; participation is promoted only in appearance. This kind of empty participation legitimates decisions taken by 'power holders' because it appears as though all stakeholders' voices were considered [29] , yet these meetings merely amount to "displays of participation" [16] .
The intended outcome of nominal participation can be to reinforce the status quo of power dynamics, gain legitimacy, and appease parts of the population. Participation is used to depoliticize activities and enlist community members' support for specific projects and practices [30] . The bureaucratic mechanisms of nominal participation serve to reproduce social order, state authority, and industry practices, while social inequalities remain obscured. On the other hand, poorly operationalized participation or lack of capacity to foster participation of the reformative or transformative kind can also lead to nominal participation.
Different state actors across the ideological spectrum exploit participatory practices towards their own ends: often to gain access to funding, participatory practices must be included. Main actors are political parties and state representatives at all levels, NGOs that fail to incorporate participatory practices properly, and public or private companies whose official participatory mechanisms are largely hollow. Practices include community development, consultation and informing.
The realities on the ground are such that participatory practices do not fit neatly into these categories, thus the typology of reformative, transformative, and nominal participation laid out above serves as a heuristic reference point for deciphering different types of participation. The framework nevertheless helps shed light on different understandings of participation and the tensions created by them. There appears to be a broad consensus that participation is important, particularly within public institutions, yet the lack of clarity surrounding the meaning of participation, and the inherent tensions between different perspectives, contributes to the confusion of what participation should be.
'Social Control' and Participation in Cochabamba's Water Sector
Applying the participation framework to the water sector in Cochabamba, Bolivia, reveals that the outcomes of participation can differ from intents, and that conflicting forms of participation have created tensions among water users, policy makers, and activists in the city. The period of privatization of Cochabamba's water services is a prominent example of reformative participation. More transformative forms of participation can be observed in the water movement that culminated in the Water War of 2000 that rejected privatization and demanded water services be returned to the public sphere. The historically important concept of social control adopted by the water movement this time centered around the demand and the resolve to democratize the water system through greater citizen involvement in governance [31] (See Cielo (2009) for historical context and experiences of social control in Bolivia [32] ). The Water War can be understood as a catalyst for broader change in Bolivia, sparking further resource wars (Gas Wars of 2003 and 2005) and a shift to the left with the election of current president, Evo Morales, and the Movement Towards Socialism (MAS) party in December 2005, assuming office in January 2006 [33] . Morales responded to the water sector demands with the formal recognition of the Right to Water and the recognition of the traditional model of usos y costumbres or 'uses and customs'. New state institutions dedicated to water management at the national level incorporated mechanisms of participation and social control. I argue that although these formal mechanisms were based on the demands for transformative participation that grew out of popular unrest, they have resulted in nominal participatory practices that have served to work against meaningful change. The attention paid to social control in the formal water sector has been rhetorical, with contradictions between official discourse and practice.
The participatory efforts implemented in Cochabamba's municipal water company, SEMAPA, did not transfer decision-making control to the population, thereby maintaining the power imbalance between marginalized users and management in municipal services. The institutionalization of participation and social control has not resulted in a progressive municipal service.
Water Privatization and Reformative Participation
The privatization of Cochabamba's water utility formed part of the wave of neoliberal restructuring in Bolivia that applied market logic to purportedly improve inefficiencies in public services. By the 1990s, privatization was a precondition to borrowing from major financial donors [34] . In 1996, the World Bank threatened to deny $600 million in debt relief in the Bolivian government did not privatize the water sector [35] . At the time, popular participation mechanisms had been introduced through the Law of Popular Participation, in part to provide the supposed social stability needed to attract private investors [36] . As such, the participation sought under water privatization can be understood as reformative, with the intent to use participation as a tool to expand market access. In line with neoliberal pro-poor policies, people participate as customers in a 'transition' from poverty.
In a city of close to half a million residents, Cochabamba's water company, SEMAPA, was critically over-capacity and viewed as a textbook example of the public sector's inability to properly administer basic services. The first bidding process was unsuccessful and the second, two years later under President Hugo Banzer's administration, produced a sole bidder. The concession contract was signed under the Bechtel consortium, Aguas del Tunari, on 3 September 1999. Aguas del Tunari did not take over operation until November 1999, when the Potable Water and Sanitation Law 2029 passed. The law eliminated basic service subsidies and enforced the commercialization of water and the privatization of municipal water systems [36, 37] . Aguas del Tunari had the right to seize water sources in their concession zone, which included the water sources used by the various small-scale systems in Cochabamba's peripheral Southern Zone, and the irrigating farmers' sources in surrounding rural areas. The communities reliant upon small-scale water systems, as well as irrigating farmers were the first to mobilize against privatization, to rescind the contract and reverse the law that granted monopoly rights on water sources traditionally used in a collective way [38] .
The scale of the irrigation networks in the Cochabamba Valley and the complexity involved in expanding the city's water system to encompass the self-managed water systems of the periphery only became clear to Aguas del Tunari after the contract was signed (Anonymous Interlocutor, Interview, 2014). The costs of the projected expansion were offloaded onto the urban residents connected to the service, and as a result user fees skyrocketed to unaffordable levels. Different sectors thus united against privatization, forming a movement to reaffirm social control of water systems, demonstrating how neoliberal reformative participation failed to provide the stability expected through the Law of Popular Participation. [38] , and Laurie 2011 [42] for gendered analysis). These events, known as Cochabamba's Water War, are commonly upheld as a model of successful anti-privatization mobilization, as the private contract for the city's water was rescinded. The demands for social control made during the Water War were conceived as a way to widen the scope of democratic control over public services and the use of resources. Motivated by the lack of transparency during the privatization process, social control of water management became part of the counter-narrative to the reformative participation of the neoliberal order.
The main demand emerging from the Water War mobilization was the democratization of decision-making in water management. The implementation of social control provided an alternative to privatization, as well as a remedy to the problems of previous state models of water management. Through participation and collective action via La Coordinadora (The Coalition for Water and Life), a coalition of rural and urban residents, the citizens of Cochabamba managed to oust a major multinational from their city; participation would be a demand to move towards positive changes in the newly reinstated SEMAPA. According to Oscar Olivera, one of the key organizers of the anti-privatization protests, the Water War was about achieving universal access and adequate sanitation services and to ensure that unaffordable tariff increases would not re-occur. Control of water management was a political demand that would be achieved by gaining control over the decisions that affect people's livelihoods, making public participation a fundamental issue (Anonymous Informant, Interview, 2014).
During the Water War, the concept of usos y costumbres was championed as an alternative to the privatization model. According to usos y costumbres, water governance is decided among the people through mutually-agreed upon arrangements, based on peoples' needs rather than profit motives. This emphasis on people-centered governance offers an example of a transformative participation model. Garande and Dagg reference Micherner's argument that people-centered participation empowers people or community when there is collective consciousness-raising, "enhanced(d) local management capacity," and greater "confidence in Indigenous potential" [43] (p. 420), [44] . Usos y costumbres, grounded in Andean principles of reciprocity and redistribution [45] , can be based on Indigenous traditions even when community members might not explicitly identify as Indigenous (Lazar and other scholars on Andean identity explain the transience of Indigenous identity, often used in strategic ways [46] ). Here the empowerment lies in the fact that community members are involved in the decision-making process through participatory assemblies and the democratic selection of leaders. Although not without flaws, the emphasis on transformative participation found among self-governed systems in the Southern Zone provided a model of water governance that Cochabambinos could uphold.
Returning to the idea that communities felt ownership over their existing water systems, they were outraged that a private company could expropriate the systems and the water sources that belonged to them. This points to Cleaver's [47] (p. 51) distinction between autonomy as an "expression of agency" or a "necessity imposed by constraint." Initially, the self-governed systems were formed due to the lack of municipal services (constraint), but following the threat of privatization, the emphasis on protecting autonomy and upholding traditional water rights that emerged can be understood as a demonstration of agency. This is evidenced by the formation of ASICA-Sur, now known as ASICA-SUDD-EPSAS (Association of Community Water Systems of the South), an umbrella network of water committees in the periphery, or Southern Zone, of the city. The protection of these systems (especially against the threat of privatization) became an important point of mobilization, as they provided an alternative to market-driven forms of water governance.
These three ideas-that water cannot be commercialized, public participation and social control is critical, and defense of usos y costumbres-formed the basis for the water movement's vision for the restructuring of SEMAPA:
Of course there are many problems to be faced; however, the challenge accepted in April by the population as a whole, and by La Coordinadora especially, is to consolidate a company of potable water and sewage that maintains its public character, under control of the population and moreover, that is efficient, that has the capacity to improve and expand its services, and whose operation is transparent. To achieve this goal it is necessary to consolidate a management model in SEMAPA that facilitates the active participation of the organized population in the design of general policies and decision-making, and what's more, that permits the audit of company activities by grassroots organizations (La Coordinadora proposal, 2000).
La Coordinadora made these explicit calls for social control with the expectation that these measures could solve, or at the least help address, the various problems within SEMAPA that predated-and made the company a target for-privatization, however, this vision faced pushback from the outset.
Nominal Participation Normalized
Nineteen years after the Water War, SEMAPA bears the tagline "clear and transparent." Public participation and social control are operationalized via bi-annual Audiencia publica de rendición de cuentas, a public accountability hearing. These meetings are structured as an hour-long presentation followed by a fifteen-minute question and answer period, organized by SEMAPA's Transparency Unit. During one meeting, the room was half full: the majority in attendance were SEMAPA workers complying with their work obligations, and 14 members of the public, who were mostly community representatives. Available records from previous and subsequent meetings denote the same poor attendance rate. In later discussions with community leaders-dirigentes, heads of water committees and cooperatives in the Southern Zone-many were unaware of the meeting dates and had not received the letter of invitation. Instead, they lamented the lack of communication from SEMAPA.
Aside from the poor promotion of the meeting, the scheduling is problematic. Held mid-morning on a Wednesday, the busiest market day of the week after Saturday, the meeting time conflicts with most work schedules. Further, SEMAPA's headquarters are located in uptown Cochabamba, which typically requires a one-hour commute from the Southern districts, depending on traffic. Location and timing present accessibility challenges. Additionally, public records of meeting minutes are not shared widely. The meeting itself consisted of an information session of mission statements, overviews of the year's projects, and general financial information presented by various SEMAPA managers, who occasionally stopped to answer their cell phones. For the question and answer session, the attendees were not given the floor; rather, questions were submitted on paper to be read out by a SEMAPA representative. The different managers answered the questions, often deflecting problems, and quickly moved on to the next question without leaving time for deliberation or discussion. There were a total of eight questions that were answered within twelve minutes. This is the heft of the current mechanism for social control and public participation.
These meetings do not amount to the robust public engagement called for during the Water War of 2000. Far from observing meaningful exchange, the mechanisms in place today reflect nominal participation, promoted in rhetoric only. Here, decision-making is contained to exclusive circles, and participation is a display of public meetings whereby the water utility can claim they are fulfilling their obligation to public participation and social control. The following two sections will explore the power dynamics that prevented transformative participation from taking hold in SEMAPA, and SEMAPA's institutional inertia as continued corruption and political influence plagued the company.
The final section demonstrates how nominal participation has become normalized in formal spaces of the Bolivian water sector at the municipal, departmental, and national levels. As the 'party of social movements,' MAS buttressed a discourse of participation and social control, signaling a shift towards transformative participation. However, the party's actions have led to the fragmentation of social movements, the reproduction of clientelist relations and restricted access to higher-level decision-making spaces.
3.3.1. Defining the "New" SEMAPA: Early Divides Directly following the Water War, SEMAPA reverted to an autonomous decentralized public utility. The conservative national government of Hugo Banzer was in power, but the task to rebuild SEMAPA occurred at the local level, with the New Republic Force (NFR) party in the mayor's office [48] .
SEMAPA was headed by a Board of Directors that consisted of municipal officials. The population of Cochabamba was dissatisfied with this return to the former state model that had been riddled with problems. Moreover, they were distrustful of this Board because of their involvement in the utility's privatization-they had not only endorsed the concession contract but also supported Aguas del Tunari in claiming economic losses for the breach of contract and forceful exit from Bolivia [49] (p. 34).
Eager to establish an alternative model of water management, La Coordinadora remained active following the Water War, holding consultations and workshops to put together a proposal for SEMAPA's restructuring. La Coordinadora understood social control as a way to improve the public entity so it would not be a target for privatization [50] . The push towards democratizing public services was important for all sectors of the population, even those not connected to the municipal network, because it is linked to struggles over natural resources [51] . La Coordinadora's initial proposal called to dissolve state property and replace the utility structures as common property (La Coordinadora proposal document). However, the idea of SEMAPA as common property was viewed as too radical and La Coordinadora members preemptively modified the proposal to be more palatable. The second proposal was penned by the College of Professionals of Cochabamba, a group composed of professionals across 17 fields that had been involved in some way in the Water War. This group had strong ties to the mayor's office and their proposal included input from SEMAPA workers [49] . Finally, a third proposal was presented by a junta vecinal, a neighborhood council that was also aligned with the municipality.
The differentiating factor between the three proposals is the amount and type of participation. La Coordinadora's proposal exemplifies a model of water management, often referred to locally as 'public-social,' that would place decisions about the water utility directly in the citizen representatives' control. With six social representatives, the 'public' would hold majority vote holders in the Board of Directors that would be held accountable through public assemblies. The other two proposals conceived public participation quite differently, placing SEMAPA firmly under government control, with social representatives being a minority on the Board of Directors. This composition allowed for spaces of civil society input, but not the final decision. According to my earlier categorization of participation, these state-led spaces do not automatically preclude transformative participation, but in Cochabamba it is often tied to a paternalistic view of social control that persists today, as exemplified by this quote from a former manager at SEMAPA: (Participation) is a way to administer the state that I do not agree with much ( . . . ) I consider this country one that has not reached maturity of First World countries of hundreds or thousands of years of democracy. Are you going to consult an immature [country] , what decision will it take? One example, I have three children, who are now grown, but when they were younger [I'd ask] what would they like to eat today? One will say chicken, the other hamburgers, and the other will say 'I want ice cream.' But ice cream is not nourishment. Second, I cannot cook three different things, and third, my budget does not allow it, I only have enough for eggs and rice. So why ask? (Former General Manager of SEMAPA, Interview, 2014).
In other words, technical experts are seen in this model to be better suited to address water issues than the average citizen. Here, the 'technical problem' of water scarcity requires 'technical solutions,' where public input is not valued.
A new statute for SEMAPA was approved on 25 October 2001. In the end, the outcome of the citizens' directory was a much less radical version than envisioned by La Coordinadora. The composition of the board was three citizen representatives from different districts of Cochabamba, two representatives from the municipal government, one from the College of Professionals, and one union representative. With a minority of citizen representatives serving on the Board of Directors, the participatory criteria of 'inclusion' was fulfilled, but not that of 'control. ' Several factors contribute to the inability of the water movement to achieve its initial demands for transformative participation. By the time discussions around restructuring SEMAPA with social control were solidifying, a year after the Water War, La Coordinadora had lost mobilization power [49] . It had waned because actors were preoccupied with different regional and national movements. Several of the informal leaders of La Coordinadora were beginning to shift their commitment away from water issues, in order position themselves politically to align with MAS (Anonymous Interlocutor, Interview, 2014). With decreased numbers, maintaining pressure on the municipality to achieve demands proved difficult [52] . La Coordinadora fostered unity during the Water War by identifying a common enemy, the privatization of water services, which allowed people to band together regardless of socio-economic standing. The distinct motivations people had for joining the Water War protests-protecting water sources, guarding autonomous water systems, and fighting against rising tariffs-did not translate to a consensus going forward in the restructuring of SEMAPA. La Coordinadora's initial ideas were viewed as too radical and were thus tempered in order to achieve a modicum of social control in the utility's management [53] .
The challenges in rebuilding SEMAPA following the Water War reflect the elite resistance to restructuring and transformative participation, particularly by actors within the municipal government who wanted to preserve SEMAPA as a source of political capital [52] . SEMAPA's workers' union formed an unlikely alliance with the local elite. The union's leadership aligned itself with SEMAPA's administration's stance on maintaining the previous management model [47, 49] . The workers lobbied to preserve their role of relative power within SEMAPA and were in favor of limiting the number of citizen representatives on SEMAPA's Board of Directors, and consequently, the extent to which the company's restructuring could lead to significant and meaningful participation [48] .
Wainwright points out the importance of examining the organization of labor and human relations to see how the relationships can contribute to democratizing public institutions. She argues that relations between labor and management are "decisive to the flows of information, knowledge, and problem solving among staff and between staff and users," and that the "combination is vital to achieving the goals, the measurements and the dynamics of a different kind of economic logic" [50] (p. 88). Despite the terse history of cooperation between management, workers, and users, there have been instances of worker-led, management supported collaboration. However, in the crucial moments following the Water War, La Coordinadora could not rely on the full support of SEMAPA workers, a considerable blow to the water movement.
While La Coordinadora's initial ideas did not materialize they did manage to ensure some mechanisms of social control within SEMAPA. They pushed to include a "vigilance and social control unit" within the company, with the function of investigating instances of corruption, and to track inefficiencies. The unit was meant to be independent and consist of SEMAPA workers and civil society [48] (p. 125). This unit took years to approve, and was eventually established as the "Transparency Unit," mandated by the Ministry of Transparency, to deal with the complaints that correspond to SEMAPA. La Coordinadora was also able to secure the statute for citizen representatives to be approved by the Board of Directors [49] .
Institutional Inertia
The limited mechanisms for social control of citizen representatives faced problems from the first elections of a new SEMAPA Board of Directors. These were held in April 2002, the same year as the national general elections. People were not as motivated about water issues as they had been two years previous, however, and more importantly, most were preoccupied with the larger elections. With minimal publicity, the mayor sent last minute notice of the SEMAPA representatives' elections, to be held before the Departmental electoral court [36] . Moreover, voters were identified through a database of ELFEC users (the electric utility Empresa de Luz y Fuerza), limiting the vote to one per family (the person whose name appears on the bill), thereby circumventing the participation of tenants who do not pay the bill directly [36] . Even with this low voter turnout (3.6% of eligible voters) the elections were contested due to the disorganized voting stations, and accounts abound of people being told where to mark the ballot by SEMAPA workers and those administering the vote. Recall elections were held, but subsequent elections have remained problematic [36] (p. 48).
Once holding positions, the citizen representatives received little to no training on how to communicate with the public, or methods to evaluate SEMAPA's plans and operations. Graver still was the ability of other members of the Board of Directors to politically influence the citizen representatives. Due to their marginalized position of minority vote, citizen representatives often limited themselves to petitioning for improvements in their sector of the city alone. Other times, they would vote in favor of the Board in exchange for positions at SEMAPA for friends and family [36] . At worst, citizen representatives were directly offered financial compensation in exchange for their vote, or silence regarding corruption (Former citizen representative, Interview, 2014) .
By 2010, the positions of citizen representatives of the Board of Directors quietly dissolved. SEMAPA was no longer holding elections for these posts and no one protested (Anonymous Interlocutor, Interview, 2014). People lost faith in the ability of citizen representatives to change the internal dynamics of SEMAPA. In short, it was a failed experiment because it did not provide a strong voice for the public, as decision-making power was not transferred to the citizens of Cochabamba. The momentum of the water movement had weakened, and with diminished social pressure, SEMAPA returned to the status quo prior to privatization, a vehicle for corruption and political gain, ultimately having adverse effects on network improvements and expansions. Institutional instability was linked to the high turnover rate of General Managers in SEMAPA. Appointed by the mayor, General Managers typically serve one to two years heading the company, though some periods have seen up to five changes in General Manager in one year (Former citizen representative, Interview, 2014).
The 'overstaffing' of SEMAPA is a point of contention among most people interviewed that work in the water sector (outside of the company) and citizens of Cochabamba. Accounts of corruption included inflating the quantity of materials necessary for a particular project and writing off equipment and supplies that never arrived. These repeated scandals diminished SEMAPA's chances for securing funding from international financial institutions that were already reluctant to invest in public companies [48] . Once funds were invested, the instability of the company led to repeated cancellation of financing from the Inter-American Development Bank (Anonymous Interlocutor, Interview, 2014).
In the construction of municipal water projects, the lack of strong participatory mechanisms in SEMAPA have been detrimental to increasing water provision in the city. One of the few successfully completed major infrastructure projects was the "Improvement of Potable Water System of Southeast Zone of Cochabamba City," commonly known as the JICA project, as it was funded by the Japanese International Cooperation Agency which has worked in Bolivia for over three decades. The application for the project was first sent to JICA in 2004, and the project was completed in 2010. The goal was to provide water to 22 communities in the Southern Zone of Cochabamba, which would benefit an estimated 50,000 inhabitants, with the expansion of a water treatment facility, the construction of adduction and impulsion lines, the construction of a principle distribution network, and materials for secondary networks that would connect communities to the main network. SEMAPA carried out the project with financial support from JICA. Construction began without public engagement on the project and faced its first obstacle when the community surrounding the initially identified treatment facility blocked its expansion because they did not construction disruptions in neighborhood. SEMAPA thus shifted course to expand a different existing treatment facility, Aranjuez, situated this time in the North of the city. Once more, without employing participatory mechanisms, the project faced yet another obstacle. The water source for the Aranjuez facility is located in a nearby community that lies outside of SEMAPA's jurisdiction; its inhabitants with usufruct rights did not permit the increased water use sought by SEMAPA.
This lack of public participation resulted in the current state of the project: newly built infrastructure, but without water. When Evo Morales arrived to inaugurate the project (in October 2011), he opened the tap and water did flow freely, but without a consistent water source the network is working at 10% capacity, accelerating pipe decay (SEMAPA worker, Interview, 2014). Rather than serving the neediest population of Cochabamba in the Southern Zone, the treatment facility improvements have however benefited the residents of the Aranjuez district, one of the wealthiest neighborhoods in the city in the North Zone.
Certain measures of public participation in SEMAPA were introduced via the central government. As of 2011, SEMAPA has been required to comply with the nation-wide community development initiative known as DESCOM (Desarrollo Comunitario y Fortalecimiento Institutional-Community Development and Institutional Capacity Building), part of a requirement of most externally funded projects that need to meet the standards for the international Technical Economic Social and Environmental Assessment. In SEMAPA, DESCOM consists of hosting workshops with communities, water committees and cooperatives, on various water provision related topics, for example tariffs or network maintenance. Externally hired consultants typically run the workshops (SEMAPA worker, Interview, 2014). However, as one SEMAPA employee explained, in practice, little attention is paid to the social aspect of the assessment and projects. Often excluding community members from water projects, citizens do not learn how to use the service or receive training on network maintenance. Contracts for water provision between a community and SEMAPA often go unsigned, or SEMAPA would not receive payment for services, ultimately resulting in unused water systems. The national guides are based on previous DESCOM guides elaborated by the Inter-American Development Bank, which clearly state that the beneficiaries of the projects are co-responsible for the project planning, execution, and evaluation. It is, however, difficult to determine the success of DESCOM beyond these guidelines and whether it fosters participation deeper than a consultation process. SEMAPA workers noted that DESCOM is even more complicated in a dense urban setting:
We didn't have a person to do this work (of DESCOM). So the engineers finally started the work and said "(the pipe) will pass here" and the people were opposed, there were blockades and strikes, they set fire to machinery, they sequestered the engineers for a full day. ( . . . ) Everything was paralyzed, and the work did not start again until they explained it was the only option, the only way. In the end, the only way was to enter by force, with the police, with the mayor, with public force (SEMAPA worker, Interview, 2014).
This conflict in the Southern Zone, which occurred in late 2013, is not uncommon when SEMAPA enters a neighborhood, with no prior warning or explanation, to install piping that would serve a different neighborhood. At other times, burst pipes or damaged sewage systems are left unattended for months. Across my interviews with members of water committees and cooperatives in the Southern Zone it was clear that collaboration and communication between the Cochabamba population and SEMAPA is badly wanting.
MAS and the Rhetoric of 'Social Control'
Optimism and expectations for improvements in the water and sanitation sector rose dramatically after the election of Evo Morales and the MAS government in 2005. The new government championed social control and participation in official discourse and policy while formalizing it in the water sector. The language utilized throughout legal and policy documents upholds public participation in governance and can be interpreted on the surface as transformative, but as this section illustrates, public participation is contained in state sanctioned spaces with little facilitation of participation in higher-level decision-making. Only organizations and social movements that are not perceived as a threat to MAS are invited to take part, resulting in a more nominal form of participation.
Morales ran on a platform of Indigenous rights, dignity, and sovereignty-a clear break from the colonial and racist regimes of the past [54] . He also presented a shift from neoliberalism, predicated on the promise of nationalizing key industries and redistributing wealth through social programs for the most marginalized. A key principle of the MAS government is the Indigenous concept of vivir bien, or 'good living', defined as "encounter and progress through diversity and 'inter-culturality,' harmony with nature, social and fraternal life, national sovereignty in all field[s] and internal accumulation with quality of life" [55] . The concept is tied to Indigenous dignity and frames MAS' Water for All plan wherein water, and access to water, is fundamental to life, based on integrated water resources management that is sustainable and participatory [55] .
MAS positioned themselves, and projected themselves internationally, as defenders of Pachamama, Mother Earth. Morales' successful lobbying efforts led to the ratification of United Nations Resolution (64/292) in July 2010 that expands the United Nations Declaration of Human Rights to recognize the Right to Water. The fundamental Right to Water was also an important part of the new Bolivian Constitution, putting the onus of guaranteeing access to water on the state, and shifting "ownership" of water sources to public (read state) property, granting the state "exclusive authority" over water resources [56] (Article 298, II). At the same time, the formal recognition of traditional and customary uses of water under Bolivia law and the creation of official licenses or registries for small-scale water providers became a large focus of water sector reform. The new potable water law (no. 2066) now created licenses for large providers such as municipalities (e.g., SEMAPA) and water committees, whether Indigenous communities, peasant unions, or neighborhood associations, which would need to be registered as an EPSA (Entidad prestador de sanamiento y agua-water and sanitation provider). The changes in legislation were significant as they signaled a shift in the dominant neoliberal model of water commercialization, and provided protection against the threat of privatization [57] .
Another of Morales' first presidential acts was the creation of a national water authority. The Water Ministry encompassed vice-ministries responsible for policy, planning and projects in the areas potable water and basic sanitation, irrigation and water resources, environment and climate change Under the umbrella of the Water Ministry, MAS established several corresponding agencies, including the Fiscal and Social Control Authority (AAPS). AAPS is the entity responsible for creating a registry of the EPSAs in order to regulate water services. The process involves providing a registry or license that provides legal recognition to the EPSAs, offering jurisdictional security to the water service provider by registering the water source. The purported goal is to provide the EPSA protection against expropriation and operational support to strengthen the systems. Ideally, registering water sources and their uses helps avoid conflicts between communities, and importantly, creates a database of the existing water systems (AAPS Director, Interview, 2014). For the smaller, community-run EPSAs, registration came with the expectation of some form of benefits from the government. Importantly, for many communities the EPSA title delivered a guarantee of their system's autonomy, and thereby maintaining social control over their own water governance.
The fate of Cochabamba's small-scale community-run systems, or EPSAs, present a point of contention in the discussion of the potential expansion of SEMAPA's infrastructure [58] . Particularly, the registration of EPSAs calls attention to questions of jurisdiction and zones of responsibility. The new legislation eliminated these zones, and through registries and licenses has granted small-scale systems jurisdiction over their water services, making them equal to SEMAPA before the law. This complicates planning and the expansion of SEMAPA into zones already serviced by smaller systems. Cases of parallel projects, competition and conflict between municipalities and communities over infrastructure and treatment facilities are common in the Department of Cochabamba.
Water committees and cooperatives in Cochabamba have engaged in a series of "multi-scalar strategies" to preserve their own systems [59] , including registering as EPSAs, as noted above. Conversely, other water committees and cooperatives maintained that the registration process is a threat to their autonomy. This reluctance to register as EPSAs possibly stems from the distrust that state institutions are acting in communities' interest. A viewpoint held by many within institutions is that the sources do not actually belong to the communities, that the state is the regulator of water resources and their exploitation. As a water activist explained, the new legislation for diminishing the power of communities is a process that favors the state: "those who seek access to water are increasingly forced to the state, the laws, the courts" (Anonymous Interlocutor, Interview, 2014). Where disputes were previously settled between communities through uses and customs, several state agencies are now set to intervene. Further, Seemann faults the legislation for idealizing community harmony [56] . Echoing Perreault's [60] argument, Seemann acknowledges that inclusive water governance can be beneficial for communal water rights yet rather than leveling the playing field, participating in the liberal justice system excludes communities unable to record their water consumption through uses and customs: "formal recognition of local hydrosocial territories necessarily implies the non-recognition and illegalization of a variety of non-formalized hydrosocial territories" [61] (p. 169). Seemann concludes that MAS' approach forms a "disciplinary water governance" as the formalization of the water sector can obscure inequalities in access to resources [54] .
The potential for registries and licenses to heighten inequality must be evaluated against the material impact of EPSAs recognition. As of 2014, according to information provided by AAPS, 46 EPSAs had registered in Cochabamba. Many water committees expressed frustrations over the minimal assistance received-obtaining formal recognition had not changed much. Without regulation over drilling wells, or analysis of water samples, AAPS functions as an outlet for complaints or conflicts that are not resolved within communities, to the point above that the formalization of the water sector has created a certain dependence on the state. A change in interactions with the state is observed in the way social movements and communities increasingly place demands upon MAS rather than seek their own solutions or alternatives, as had been done previously. Returning to participation, the EPSA registration process demonstrates the limited space for citizen participation. In an institution that purports to practice social control, AAPS fails to implement mechanisms for transformative participation thereby excluding many communities' interests. Whether simply lack of capacity or commitment to foster spaces of participation, the public's demands are often overlooked. This has important consequences for sector funding, and detrimental impacts for services for groups not aligned with the government.
The policies and projects under the government's "Water for All" campaign seek to prioritize districts that lack access to water with a heavy focus on rural areas and irrigation programs. The Vice Minister of Water (at the time) proclaimed universal access for 99% of Bolivians would be achieved by 2020 (Vice Minister of Water, Interview, 2014). However, the national figures are more modest, according to the 2012 census, 80.8% have water access nationally, and in Cochabamba the figures are 68.7% for water and 54% for basic sanitation [62] . Of the basic sanitation number, 54.6% consists of piped sewage systems, while 45.4% consist of alternatives such as septic tanks and cesspits [62] . Further, the national statistics can be misleading because they focus on infrastructure, ignoring other criteria of quality, quantity and continuity of services [63] . The national government projects focused on water and sanitation have had mixed outcomes. In reference to one of the largest projects under the Water for All campaign is Mi Agua, several reports outline subpar construction of these projects, hastily executed to demonstrate results in order to garner favor with voters or reward support (NGO worker, Interview, 2014).
This kind of exchange is not unique to the MAS government. Lazar depicts the historical norms of patronage politics in Bolivia; what is distinct in the MAS regime is the position the party takes as the voice social movements [46] . The critique leveled from the left charges Morales of co-opting social movements. As Regalsky [64] (p. 47) explains, the push for political reform and Indigenous recognition in fact "subordinated [groups] to the state," reinforced the party system, thereby demobilizing the movements due to loss of leadership and neutralizing the critical lens (Anonymous Interlocutor, Interview, 2014). Hierarchical clientelist relations between the political party and voters are reproduced, yet more obscured under the MAS government. This limits social movements' abilities to work beyond the frameworks proposed by MAS.
In the water sector, this dynamic has led groups to align themselves with MAS' position specifically to gain funding. The most notable example in the Cochabamba context is ASICA-SUDD-EPSAS' wavering position regarding the autonomy of water committees. ASICA-SUDD-EPSAS is the umbrella organization representing many small-scale water systems of the Southern Zone. At its inception, in 2004, the organization's stance was a defense of these water systems against dispossession by foreign capital. ASICA-SUDD-EPSAS was open to working jointly with SEMAPA on the administration of water and sanitation services, yet was steadfast about maintaining their autonomy [65] . Influenced by the political climate, today the organization's position has shifted to align with the conception of EPSAs existing within an overarching municipal system, viewing the small-scale systems as unsustainable. They no longer fully uphold the community management alternative (NGO worker, Interview, 2014). Being less critical of MAS was a tactic to gain technical or financial assistance to help maintain the systems, at the cost of the association's ability to organize independently from the state. Paradoxically, any benefits received from aligning with MAS have not necessarily translated to advantages for the water committees of the Southern Zone. Instead, the organization is fragmented and no longer presents a strong unified front. ASICA-SUDD-EPSAS has weakened substantially, especially since the loss of funding from international donors.
Once numerous in the Cochabamba Valley, the presence of internationally-funded NGOs appears to be on the wane. Since the controversy surrounding TIPNIS (Territorio Indígena y Parque Nacional Isiboro Sécure), there is an increasingly contentious relationship between MAS and NGOs critical of the government's extractivist policies that contradict their position as champions for the environment, Indigenous populations [66] . The Trans-Oceanic Highway, a joint infrastructure mega-project between Bolivia, Brazil, and Peru, consists of a large-scale highway across the Isiboro Sécure National Park TIPNIS affecting over sixty Indigenous communities. NGOs highly critical of the road for its environmental impact on the Amazonian rainforest and the displacement of Indigenous communities were reproached and threatened by MAS, and in one case expelled from the country (see McNeish [33] and Achtenburg [62] for further reading).
In May 2015, Morales issued Decree 2366, opening natural protected areas to mining and oil extraction. A month later, the President threatened to expel "imperialist" NGOs that challenge the decree [67] . On the other hand, as Spronk points out, the basic funding structure for the water and sanitation sector in Bolivia is unchanged since the neoliberal era, reliant on external funding from international cooperation [68] . The Minister of Finance reported 8.427 million bolivianos assigned to water and sanitation projects since 2006, when MAS took office nationally [69] . However, this is not a sizable investment compared to the general upward trend of the GDP (USD 33.94 billion in 2016 at time of the Finance Minister's statement) due to the rise in commodities exports [70] . Public spending is devoted to more visible and popular construction projects, for example bridges, paving roads, plazas, and soccer fields. For many in Cochabamba, this means large water and sewage infrastructure projects remain dependent upon external donors, making local control over water services vulnerable to their conditionalities. But for the water committees and cooperatives in the Southern Zone facing financial constraints, there is less direct support from international cooperation and greater reliance on funding allocated through government institutions, while the crisis of unequal access to water persists.
Despite abolishing the private contract and the strong anti-privatization sentiment that followed the Water War, water commodification is still present in Bolivia today, further undermining the establishment of a strong public participatory alternative. In fact, while the Constitution outlines that the state is responsible for guaranteeing access to water, it does make reference to mixed water providers, which could include a private profit seeking component [68] . Free market ideology is difficult to extinguish. The ongoing presence of the private sale of water in Cochabamba underscores the argument that the shift to "post-neoliberalism" is not categorical [71] . Private water sales are a product of the weaknesses of Cochabamba's public system, but they also provide a crutch for inaction on the part of government.
Conclusions
Social control and public participation were key components of MAS' 'process of change' that codified social control as a right and included direct citizen participation in the new Constitution. This paper posits that although these formal mechanisms were based on the claims for transformative participation that grew out of popular unrest, the mechanisms have resulted in nominal participatory practices that have served to work against meaningful change, de-radicalizing social movements in the process [55] . Similarly, the contradictions between official discourse and practice in the water governance reveal how formalized mechanisms of social control in the water sector have largely been rhetorical.
The complex case of the hard-fought public water services in Cochabamba illustrates the challenges of remunicipalization as the public state-led entity did not deliver on the expectation of social control in water management. As a result, some associate the remunicipalization process with the regression to procedural, inadequate and opaque government administration, and a kind of government intervention in the management of the water commons. This paper argues that from the outset, competing views of social control and participation have complicated the process of rebuilding SEMAPA after the failure of privatization. The focus here on participation reveals the political processes of decision-making among the various actors in the contested realm of water governance in Cochabamba. Water activists fighting for more progressive and equitable public water services faced resistance from powerful actors within the municipality and service provider eager to maintain influence within SEMAPA.
Public participation has been identified as a key principle of public alternatives to privatization. This paper has attempted to provide conceptual clarity to participation by creating a typology of reformative, transformative, and nominal participation. Adopting this lens of participation to analyze other instances of remunicipalization around the world could be a useful exercise to build a comparative guide, without negating local contexts. In turn, documenting cases where public participation has been more successfully integrated into models of water delivery, or other types of public services, could provide useful strategies for Cochabamba.
The contribution of the in-depth case study of remunicipalization, with input from multiple actors across the Bolivian water sector, can serve to inform the remunicipalization movement, and continue to push the discussion beyond anti-privatization debates. Understanding what leads to mixed results of remunicipalization is crucial to strengthening public alternatives [3] . Analyzing how water services have been rebuilt in a post-privatization context identifies the impediments and pathways towards building a successful public water provider. 
